UNITED STATES GENERAL ACCOUNTING QFFICE
WASHINGTON, D.C. 20548

MARCH 4, 1980

FEDERAL PERSONNEL AND
COMPENSATION DIVISION

B-197719

The Honorable Alan K. Campbell
Director, Office of Personnel
Management

Cear Mr. Campbell:

Subiject: éDevelopment of An Egual Employment
Cpportunity Management Information
System]t FPCD-80-39)
- el
On September 3, 1976, we reported tc the Chairman,
Civil Service Commission (CSC), on the results of a survey
of the management informaticn needs of the equal employment
opportunity (EEQ) program of the Federal Government
(B=178929). The report emphasized the lmpcrtance of nhaving
an integrated Federal agency EEOQC management informaticn and
evaluation system. A common problem we had observed in eval-
uating various aspects of Federal EEQ programs for a number
of years had been the absence of complete, accurate, and cur-
rent data needed to identify (1) the extent, nature, and
causes of the Government's EEQ problems and (2) the actions
which could be taken realistically to remedy them.

We have recently followed up on our earlier repcrt o
determine whether the problems i1dentified still exist. B2Ba-
sically, two elements of an integrated system are 1nvolved;
one system collects and maintains personnel data on currant
employees--the central personnel data file (CPDF)--and
ancther collects and maintains data on applicants for Fed-

ral employment. A large gquantity cf data 1s avallable 1in
the CPDF which can be used to evaluate and monitcr agency
EEQ progress and problems. The data elements still need re-
fining, and the current system design has limited, to some
extent, the usefulness of the available data. But we be-
lieve that, when the redesigned CPDF is implemented in
January 1982, these remaining problems will be resolved.
With respect to the data on jcb applicants, we noted that

a system was implemented in December 1979, but 1t 1s still
incomplete.
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Qur September 3, 1976, report did ncot contain specific
recommendations because at that time C5C officials concurred
that an integrated EEO management informaticn system was
needed. OQOur repcrt, however, suggested that CSC and other
executive agencies develop an informaticon and evaluation
system that would:

--Efficiently and timely collect personnel data on the
status of employment and trends in accessions, promo-
tions, and separations--by race, sex, and age--for
all Federal employees and Jjob applicants.

--Readily make the data collected available in meaning-
ful and useful formats to program managers.

--Appropriately provide for a static "snapshot" of the
work force profile and a trend analysis of the data
supplied for measuring EEO program zrogress and iden-
tifying EEC problems.

--Be effectively used in the agencies' management eval-
uations to identify the causes of EEOC problems and to
formulate corrective action.

--Be effectively integrated into agency affirmative
action plans and other management reports to show EEQ
progress, as well as problems, causes, and corrective
actions proposed and taxken.

--Provide comprehensive and accurate reporting of EECQ
program costs.

-—-Appropriately disclose the complaints system opera-
tions.

The report also suggested the need for a related infor-
mation system to provide demographic data for analyzing the
Federal applicant populaticn. Such data would have been use-
ful to agencies in their recruiting efforts and would have
provided a method for tracking groups of job applicants by
race and sex through employment registers. We pointed out
that such information weould have allowed an analysis of the
race and sex composition of emplcoyment registers and would
have helped agencies determine what recruiting actions were

needed to alleviate any identified problems of underrepresen-
tation.

On September 20, 1976, the Assistant Executive Director,
CSC, responded to our report. He stated that CSC fully
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agreed with the desirability of a more systematic approach
to satisfying the EEO program information needs. On April 4,

1977, the Acting Director, Office of Federal Equal Emplo t
Opportuniby, elabofEEE5‘5ﬁﬁiﬁ5EEE‘B@Tﬁg‘t&kﬁﬁT—Tﬂiﬁﬁﬁﬁigigt
the Federal Personnel Management Informaticon System (FPMIS),
of which the CPDF was an 1ﬁféﬁfgf—ﬁg?fT_wag’Eg%Eg‘developed
to meet numerous personnel management needs and EEQC program
needs. He stated that, while the FPMIS may present a longer

term solution, CSC had not ignored the immediate EEO program
needs. He cited the following specific improvements:

--More timely and complete reporting of detailed data

on minority group employment in the Federal Govern-
ment.

--The publication of several special EEOQO-related re-
ports covering educational attainment of the work
force, Hispanic employment, age data on employees,
and grade and cccupational data for EEO assessment.

--A new approach to developing EEO plans which empha-
sized problem identification and sclution.

--Adoption ¢f the Federal Executive Agency Guidelines
on Employee Selecticon Prcocedures which called for
collecting race, ethnic, and sex data on applicants
to determine i1f and where adverse impact occurs.

Although the need for an i1ntegrated EEO information
system has not changed since we first reported to CSC on
this matter, the organizaticnal responsibilities and needs

t for such data have changed. On January 1, 1979, under the
President's Reorganization Plan No. 1 of 1978, the Egual
Employment Opportunity Commission (EEOC) assumed responsi-
bility for establishing EEO policies for Federal agencies;
approving agency affirmative action plans, goals, and time-.
tables; and acting on employee discrimination ccmplaints.
To carry out these functions previously performed by CSC,
EEQC needs the type of data an integrated EEQO management
information system would provide. The Office of Personnel
Management (OPM) continues o have a need for such data be-
cause of its coverall personnel management role in the EEO
area.

OPM and EEOC advised us that, at the time the EEQ func-
tions were transferred to EEQOC, the two agencies agreed that
OPM would continue to collect and maintain perscnnel data
and to provide data to EEOC to enable it to carry out its
new responsibilities. This arrangement avoided the need for
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duplicate systems in the two agencies. We agree that
duplicate management information systems should be avoided,
and we encourage the two agencies to continue to work to-
gether in obtaining the data necessary te fulfill their re-
spective responsibilities.

EEQ MANAGEMENT INFORMATION
ON CURRENT EMPLOYEES

Our followup evaluation revealed that improvements have
been made by OPM in providing EEO statistical data on cur-
rent Federal employees, which 1s needed to evaluate progranm
effectiveness. OPM has further improvements scheduled to e
implemented by January 1982.

The existing CPDF contains most cf the data needed to
evaluate and meonitor agencies' EEOQO programs; however, the
data base needs some refining. For example, the current mi-
nority group designator codes do not conform with the race
and ethnic code definitions prescribed by Department of Ceom-

W--the directive provid%m‘sﬁ‘fﬁgd
classifications™t presentation of data on race and ethnic-
ity in Federal statistical reporting. Also, the current
system does not contain an organization designation code be-
low the second organizational level. This informaticon is

needed for a more Iccused evaluaticn and monitoring of EEC
DrogGress.

As currently designed, the CPDF can produce information
which gives both a static "snapshot" of the work force
profile (as of a given date) and information on work force
dynamics (for example, the number c¢f various persconnel ac-
tions--promotions, accessions, separations, etc.--cccurring
over a given period of time). However, 1t lacks one capabil-
ity needed in evaluating EEC program effectiveness. That is
the capability to perform longitudinal studies. Longitudinal
studies--studies dealing with growth or change of an individ-
ual or group over a period of years--can, for example, help
identify whether minorities cr women are progressing in their
careers at a rate comparable to white males.

In January 1978 CSC appointed a study team to review
the FPMIS project. As a result of the study team's evalua-—
tion and recommendations in June 1978 and further project
evaluations, CSC made several decisions. These decisions
resulted in compressing the time schedule for completing
FPMIS and in redesigning the CPDF. The redesign cf the CPCF
began in April 1979, and functional specificaticons were
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completed in October. The redesigned CPDF will contain
revised minority group designator codes to conform with De-
partment of Commerce Directive No. 15, and organization
designator codes to identify organizational units below the
second level. It will also have the capability to provide
information for longitudinal studies of the work fcorce and
the varicus work force compcnents. The current target date

for implementing the redesigned CPDF and FPMIS is January
1982.

Cn June 18, 1979, we reported (FPCD-79-62) to the Chalir,
EEQC, and the Director, OPM, that to fulfill the regquirements

f the new Federal Egqual Cpportunity Recruitment Program and
to strengthen affirmative action planning, executive agen-

cies' data collecticn and reporting systems must te improved.

he report stressed the lack of uniformity in the nature of

available information, absence of usable historical data, ab-

sence of information for tracking career progression, and a
tendency to limit data to profile information as opposed to
statistics on change (hires, cromotions, separations, etc.).
On December 2C, 1979, EECC responded to our report py stat-
ing that it has been discussing the use cf OPM's CPDF which
ermits ZEC data to be correlated with a larger oody of data
on the perscnal and occupational characteristics of employ-
ees. EEQC stated that, as a beginning, 1t would use the
CPDF to produce a uniform package of statistical tables for
istributicn to the various agencies.
Although the improvements planned for the CPDF will not
be fully implemented until January 1282, we agree with EEOC
at the CPDF can currently zrovide much ¢of the information
needed to evaluate and menitor agency EEOC programs. We be-
lieve that a uniform package ¢f statistical tables for each
agency would be most useful to agencies, particularly in de-
veloping their Federal Egqual Opportunlty Recrulitment Pro-
grams and affirmative action plans. However, for agencies
to use these uniform statistical tables and comply with the
time frames in OPM's recruitment orogram guidelines (FPM
Letter 720-2) and EECC's affirmative action instructions
_(EEQ-MD-702), they will need these statistical tables imme-
diately. As of late January 1980, when we discussed this
matter with EEOQOC, it had taksn no action to provide uniform
statistical tables to agencies.

%
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SYSTEM TO COLLECT RACE, SEX, AND ETHNIC
DATA ON APPLICANTS IS INCOMPLETE

We have long suggested that a system be developed to
¢collect race, sex, and ethnic data on applicants for Federal
employment. As noted above, in responding to our
September 3, 1976, report, CSC stated that such a system
would be developed because this information was required by
the November 23, 1976, Federal Executive Agency Guidelines
on Employee Selection Procedures. These guidelines have
been superseded by the August 28, 1978, Uniform Guidelines
on Employee Selection Procedures which contain an essential-
ly identical data collection requirement. Nevertheless,
such a system still has not been fully implemented.

The lack of a system to collect race and ethnic data ¢on
job applicants, and the consequences of not having this data
available, were most recently discussed in our report, "Fed-
eral Employment Examinations: D¢ They Achieve Equal Oppor-
tunity and Merit Principle Goals?" (FPCD-79-46; May 13, 19879).
That report recommended that OPM increase its efforts to com~
ply with the uniform guidelines requirement to maintain
records which will show what impact tests and cther selec-
tion procedures have on employment opportunities of specific
mincrity and sex groups.

In your July 17, 19789, response to that recommendation
you stated that:

"OPM has written draft instructions permitting
the collection of data, on race, sex, and ethnic
origin of employees and applicants. These in-
structions will be released as socn as OMB pro-
vides clearance for the collecticon of the data.
We will collect the data for high volume examina-
tions cnce the necessary funds are obtained and
OMB clearance 1is given.

"With regard to the compariscn of individuals se-
lected from jcb registers and other methcds we
have no plans or funding to undertake such an
effort at this time. The comparisons implied

in the reccmmendation would require tracking
almost every examination and occupation to in=
sure adeguate sample sizes. This would be very
difficult and expensive to manage."
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On July 19, 1979, the QOffice cf Management and Budget
(OMB) approved the use of the form to collect race and eth-
nic data and data on whether the applicant has a handicapping
condition. Instructions on using the fcrm were published
in the Federal Register on Octobker 12, 1979, and use of the
form began after December 12, 1979.

Although the collection of race and ethnic data on job
applicants began in December 1979, the system, while benefi-
cial, is still incomplete and will not fully comply with the
intent of the unifcorm guidelines reqguirement. Two problems
remain: (1) the low response rate to requests for self-
identification of race, sex, and ethnicity and (2) the lack
of data to determine whether the overall selection procedures
for an occupaticon or group of occupations result in a "bottom
line" adverse impact ¢n a racial, sex, cr ethnic group.

OPM's research has shown that the response rate tc re-
quests for self-identification of race, sex, and ethnicity
was very good-—-about 95 percent--where written tests were
used. But where written tests were not used in the examina-
tion process, the return rate averaged about 60 percent--too
low to produce meaningful results. Therefore, additional
research is needed to determine how to ilmprove the response
rate or to otherwise obtain race and ethnic data when written

‘ tests are not used. .

The second problem, involving the need to collect data
to determine the adverse impact of the overall selection
procedures, results from the "bottom line" concept as dis-
cussed in the uniform guidelines. The guidelines require
that employers collect data showing the overall effect of
their selection procedures so that any adverse impact can
be determined on the basis ¢of the total selecticn process
ther than on an individual cgmpoqggg) While information
on the impact of an individual selection procedure's compo-
nents is relevant-—-and an important first step particularly
when written tests are used--knowledge about the impact of
the total selection process becomes increasingly important
as the use of alternative entry methods other than written
tests beccmes more prevalent.

For example, your staff has estimated that only about
35 percent of individuals currently 1in occupations covered
~ by the Professional and Administrative Career Examination
(PACE) entered as a result of taking the written examination.
The remaining 65 percent entered the occupations through an
alternative route. Race, sex, and ethnic data must be col-
lected on applicants using all entry routes--alternative



B=197719

entry routes as well as written tests~-to determine whether
the overall effect of the selecticon procedures results in
adverse impact.

Cfficials from your cffice generally agreed that race,
sex, and €thnte-dataTn IIl applicamts; both internal and
external, seeking o enter an OCCUpation or group of dccupa-
<tions through all modes of entry is necessaxy to fully com-
ET§’E%th—the—uné@o:m_gg;ggiipes. OPM officials stated,
however, that the CPDF does not contain records of how cur-
rent employees are considered for new positions nor how many
are considered. To capture "bottom line" data would require
separate systems for obtaining all data for each position,
and a system for combining the data into job categocries.
They stated that such a complex system would be very cecstly.

CONCLUSIONS

Progress has been made in improving the availability of
data to identify the extent, nature, and causes of the Gov-
ernment's EEQ problems. The CPDF ccontains a large guantity
of personnel data on current Federal employees that can be
used to evaluate and monitor agencies' EEQO programs. Some
data elements still need rafinement, and the system's design
has limited its usefulness for performing longitudinal
studies, but these deficlencies are minor when compared to
the system's overall capabilities. These remaining system
deficiencies will be eliminated when the redesigned CPDF is
implemented along with FPMIS in January 1982.

RECCMMENDATIQONS

Although the CPDF will be improved, we believe that the
current system can provide much of the information needed to
evaluate and monitor EEO programs. Therefore, we recommend
that the Director, OPM, and the Chair, EEOC, encourage cper-
ating agencies to make better use of the CPDF and assist

them in obtaining informaticn on the status and progress of
thelr EEQ programs.

EEOC infcrmed us on December 20, 1979, that 1t intends
to use the CPDF to produce a uniform package cof statistical
tables and make them available to the different agencies.

We agree that such tables should be made awvailable to agen-
ies, and we recommend that EECC make them available immedi-
ately for agencies to use in developing their affirmative
action plans. These tables would be particularly useful to
agencies in determining underrepresentation and exclusion of
mincrities and women in specific areas, regions, occupations,
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and grade levels. Having these tables available may preclude

the need for each agency to independently duplicate this pro-
cess and would enhance uniformity.

We are encouraged that a system is being implemented to
collect race, sex, ethnic, and disability information on new
job applicants for Federal employment. However, further re-
search may be needed to determine how to collect complete
and reliable race and ethnic data where written tests are
not used We recommend that the Director, OPM, monitcr agen-
cies*t collection of such data to measure the response rate
using the new form approved by OMB and, 1f necessary, per-
form further research to determine whether other methods of
data collection are available which would increase the re-
sponse rate for unwritten examinations. TIf the response
rate using the new OMB approved form 1is too low to provide
reliable statistical data, the Director, OPM, should con-
sider the pros and cons of requiring that the form be re-
turned as a condition for accepting the application.

The impact of a selection process for a job or occupa-
tion i1s determined by locking at the combined results cof the
various entry routes. Although we recognize that developing
a system to collect race, sex, and ethnic data on applicants
entering an occupation or group of occupations through all
entry methcds 1s not easy and may be ccstly, such a system
1s necessary to fully comply with the Uniform Guidelines o©n
Employee Selection Procedures. Therefore, we reccmmend that
Director, CPM, in consultaticn with the Chair, EECC, de-
termine (1) the technical feasibility of developing a system,
(2) whether such a system would be more appropriately cen-
tralized in OPM or decentralized with individual agencies,
and (3) the cost cf developing a system. This should then
pe weighed against the possible risks of making incorrect
management decisions and the possible legal risks involved
in nect having available the type of data a complete system
d generate.

We discussed this repcrt with officials from your agency
and from EEOC, and they generally agreed with 1ts conclusions
and recommendations. Their comments were considered in the
final preparation of the report. We appreciate the coopera-
tion and courtesy shewn to us by members cf your staff.
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As you know, section 236 of the Legislative
Reorganization Act of 1970 requires the head of a Federal
agency to submit a written statement on actions taken on our
recommendations to the House Committee on Government Opera-
tions and the Senate Committee on Governmental Affairs not
later than 60 days after the date of the report and to the
House and Senate Committees con Appropriations with the agen-
cy's first request for appropriations made more than 60 days
after the date of the report.

We are sending this report today to the Chair, Egqual
Employment Opportunity Commission. We are sending copies to
the Director, Office of Management and Budget; and to the
Chairmen, Hcuse Committee on Post Qffice and Civil Service,
Senate Committee on Governmental Affairs, House Committee
on Government Operations, and House and Senate Committees
on Appropriations.

Sincerely yours,

}‘1!(«-‘?‘4}

H. L. Rrieger
Director
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